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COMPTRO' .LCR GENLRAL OF THE UNITED STATES 



WASHINGTON, DC :o^k: 



8-164 497(1) 



To the President of the Senate and the 
Speaker of the House of Representatives 

This IS our report on t e reeo to discontinue 
the second-career training program for air traffic 
controllers. Established in 1972, this program has 
not b/-^n effective in training and finding training- 
related employment in new (second) careers for con- 
trollers removed from duty. The report discusses 
the reasons the program has not been effective and 
recommends that it be discontinued because these 
same reasons bar the program from becoming effective. 

We made our review pursuant to the Budget and 
Accounting Act of 1921 (31 U.S.C. ti) and the 
Accounting and Auditing Act of 1350 (3i U.S.C. 67). 

Copies of this report are being sent to the 
Director, Office of Management and Budget, and to the 
Secretary of Transportation. 




of the United States 
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COMPTROLLER GENERAL'S 
REPORT TO THE CONGRESS 



SECOND-CAREER TRAINING FOR 
AIR TRAFFIC CONTROLLERS 
SHOULD BE DISCONTINUED 



DIGEST 

GAO recommends that the Congress 
discontinue the Second Career Prograin 
established to help air traffic con- 
trollers begin a new career once they 
are removed from duty. The basis of 
the recommendation is as follows. 

The Federal Aviation Administration 
employs over 18,000 air traffic con- 
trollers to provide oper direction 
to and separation o. inflight aircraft, 
In the interest of aviation safety, 
con t rollers must meet specific health 
and performance standards or be removed 
from duty. 

Limited oppOi. t unities exist outside 
the Government for the specialized 
knowledge and experience of controllers. 
To help those who are so removed find 
other employment, the Congress estab- 
lished the Second Caieet Program in 
1972, This authorized the agency to 
provide air traffic controllers with up 
to 2 years of training for a new career. 

However, few controllers have used the 
program to enter second careers. About 
50 percent of the 2,580 controllers 
eligible to participate since 1972 
either declined or withdrew from train- 
ing. GAO estimated that, in three 
agency regions that had one-half of all 
controllers eligible for the program, 

--only 7 percent of 1,323 eligible 
controllers riad or would use the 
program to begin second careers and 

--program costs averaged $370,000 
for each successful program 
participant. (2ep p. 4.) 
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Tnree iauL 
1 i m 1 L e ci 'J s 



TOv^.^J t.'i Jjt.y ^.i ar^.i physical 

i mpa i r ai- n L .-: ; ;iiany w-re the vie tuns of 
ad vane : n a e . i S-'-'- :3 . . ) 



u 5-^ 



income security a in ...i t ' i n i n g b n e fits 
available lind-t jtnt-i; Federal olo- 
grams, sucn as Tedej I workers' 
disability como-'ncat^jn or disa- 
bility I' t I ! ^-n!-:-.! , ; :i:::;er than begin 
a s CO n d c a ? e r . ; e e i^' . 6 . , 

- - C o n t r o 1 1 rf- s w : '-' : 1 c a c'i e q u a t e J- y 

coanseled oy the ag-r-ncy, and no ap- 
p c e c J a ' I e e L" r o r : v/ a s ,ti a d e 1 0 find 
ennployT!-n t w i th i n rue Feder 1 Gover n- 
iiien t . (See p . . ; 

The Fe^:i e I- a] i a 1 1 .;n Administration could 
impro\^e p:u^;a::i adai i a i str at .ion , but these 
I mpr o VP me n t s are unlikely to noticeably 
increase tht' program' s success . Control- 
ler s' health and age and preferences for 
the long-term income security and train- 
ing benefits avai lenle from other Federal 
p. ogr ams pr ov id e i or m idable obstacles to 
J ncr eas I na the cr ogr am ' s e f f ec 1 1 ve ne s s , 

Most con tr 1 1 ^:m; 3 ' needs can be met by the 
income security and training benefits 
a V a i 1 a b 1 e f r o m o t :\ e r F e d e r^a 1 p r o c r a m s . 

OnJy a rev contiollprs th- 2 percent re- 
moved for loss of pr o f I c i ency-~would be 
ineligible for these bene f i ts but would 
be I d e a 1 1 y suited for' i; e a s s i g n me n t to 
other po,n i .jns within tne Feder al 
Government . ( S^r-e p . 1 .3 . ) Through 1977 , 
the program has cesi. aoout S78.5 million 
t 0 oper at-. 

The Departm-'nt of Ti an spor tar. i on generally 
agreed with the ci.iti '^sms of the admin- 
istration of the program and the finding 
that few controllers have used the program 
to en t^- r second 0 ^ r ^ ^mv s related to training 
they r . e c ^--^ 1 v d . i S 9 ^ v , 14.) 
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. [■'•'.';: '■"•'^::'^r al Aviation 
i-*^r; ^jfet.y an J operates 
■ : ■ ■ ■■ f; ' r ' ^ 1 s vs t -^rt , It 
: •. : ■ .j: i t 13,000 s o i' 

r :^ : r ! ft i .1 i q h t t h r o ugh 
■F:, ^ soiTiv 400 airport control 
d center s . 

' iii^jrily specialized, are 
: redera" Government. 
:: • I r. c; i q a t i o n , standard c o m- 
.■ :id uses o[. air navigation 
^■■--.rj' :U ions. They must meet 
.jr.narJs, and, before controlling 
;' ;pvr vision , they must be 

111'; lower or center to which 
- .'i-.'Se standdi ds can r esul t in 
;■; : v.; 1 y/ 0 r k . 



jar oor hazards , tne Congress 
. S .C . 3 381 ) in May 19 72 to 

■.^ a r e e r tor controllers le- 

d u c y 1: o r 

■ ; J 1 d adversely affect c o n - 

' J I J 1 nc y ,■ or 
tn^ cc.-r: t r o 1 1 c r s ' physical or 

::. wr.;; sr-rve for at least 5 
r IT I n a t. e d ['or the above reasons 
': ji t h 3 ' training for another job . 
i t r a m inq , the Depar tmen t 

1 in the Department, 

. . i '1 to an') t he r Federal agency , 
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PROGRAM_AI}M ; : ."i :■ 

adai 1 n i t e r : r: -J ". ' . 
offices \ : ' "r^. 
pi oq r an: r ..: ■.(■..-■ 
the care^" fid!": 
FAA conc-r . :. ! 



1 C cil ■ 



mane [1 1 r: eTiO"/ ^ 
ye 2 r i lod . 
pr o ;r - L:ir 



I ^- ■ r t r a i a 1 :^ usual 1 y 
].a 60 days after per- 
":plete it within a 3- 
:^ 1 :\ t a 1 a s a 1 1 s f a c t o i y 
: i,.: L 1. y su biH i t progress 
.■• J i >. de V ia te from 



DO r" a *: i ^ > > 
Sf^coru] ■ :J r •: ^ 
er\ac tinen t . T; 
I e q 1 s 1 a t i c ^: ' 
needs of a 1 1 
cons ■ . r .i i^.-. 

Seer -^^t a! y coiv. 
was va 1 :. i an ■! 
e f f ec 1 1 v^' ne s s 
won Id e Xv" 1 j^i 
e 1 L u b I e : .J r : 



.i i d 



: ; ;■: ■_' c r e t. a T y of Trans - 

. j n ) ; ; t h e pe r a t. i o n of the 

n .i "j ye J: s after the law' 

.. : . i a statement on the 
^• : n j the second-career 
: • n n n y recommendations 
: Sv^nnd manaaemen t . 

; the Congress, the 
n r o i^nr- training program 
-;:;.iri-nt on the program's 
onanyes. One proposal 
' : 1 n 1 ri a c o n t r o 1 1 e r s 
; ': : 1 C' t ri e r would p r o h i b i 



controllers reinstatO'-i : nc^}-:^: r\ ■.' ''.'^■ir. : r^;. : m .i s-.-on;":- 
a r. e e r t r' a i n i n q , 

Frurri May l^"^:': r,o J-jne ^0 , 19 77. aooiit: 1,90(j controllers 
entered the Second Career P r o 9 r a . T i i r o u 9 ! r' i c a 1 year I'J'^ '■' 
the program cost about S.lb niiil:.-:!^ cui^vj la ive ly , for tiaiT'- 
in^ cost:^ a:' ' concroil'^'i ...alarieo. W^- eotiinate thar fi\A 
spent about ?500,00J ann--ally to a J'l; in i.ot ^ riiO p-^.)ora:r. 

We reviewed 1 e^j is] a v ion and poIicj.es, piocedcreo, 

report',^, and records Lelatmc to the Second Career ?r o-.;] r arri , 
We obtained information on (1} Federal income secaricy and 
t ; a. mi n <j p t o o i a m s p r o v i. '1 e d b y c h. e D e p a r t. m e n. t of Lab 0 r ^ ?: 0 f - 
fice of Workers' Compensation Programs { OWCP ) and bv the 
Civil Service Commission (CSC) ^nd [2] rehabilitation pro- 
qramo operated by State agencies. We reviev;ed training, 
medical, and other records for a sam.pl e of controllers 
leceivma seconds-career Lrammg and obtained information on 
their participation ;n other Federal income and train ma 
programs. See apo. I for samplma method.) We 1 n t e r v le ^^ed 
officials fr jm ^ ^Pi f the Departmtent of Labor, CSC, and State 
worker r ehab 1 1 1 1 c. t ion agencies and controllers oar ticipatin'.i 
m the Second Cai^eer Piogram. We dj.d not evaluate the 

f o [ n 1 e t y o [. t e t a ^* :! 1 c a 1 r e a s o n ( s ) for a c; o n 1 r o 1 1 c r ■ s r ? mo v a . 
f : m an 1 1 a ^ L 1 c c o n l r o 1 d a t y , 

our review a r. FAA neadquar ter 5 , Washington, D . . ; 
Faster n, and Western regional offices 1/ in 
Atlanta, New Yor'^ City, and Los Angeles, respectively; OWCl 
offices m Jack-^ ■viile. New Yor k Cit.y, and Washington, D , C <. ; 
■'JSC headquarter- n Was'^ington, D.C.; and State r enabi 1 i ta t ion 
3c;en'::ies in Geo la, ?^ew Vor. kj and New Jersey. 



o r 



We selected FAA's Southern Region for reviev/ because 10 
hid th^ most program, participants and a 1 ower -tnan-ave r age 
training completion ^^.te, the Fastern Region because it had 
a large number of participants and an average training com.- 
pletion rate, and the Western Region because it had a large 
number of participants and a h ig he r - t han-a ve r ag e training 
c o m p 1 e 1 1 n r' a t ("j , 0 u r r e v i w in t h e Western R e g i o n , h o v; e v e r , 
was not as xtensive as the reviews in the other two regions 
an-:] was limited to de t^.?' r m. in 1 n^j the empi'U>ymer;t status of 
participants comp 1 ^ 1 1 ng training. 



'Th- Soutr.ern and :st^^in regions include .^.1 eastern State 
south of the Ohio Riv-^^i and east of t' e Mississippi River 
and tne Ohio and Pennsylvania border f^^xcent For the six Nev 
u 'i n ' J S " a t ^-^ s . T ^'i W*^ s t ''-^ r n region l n I u d < s t r : ^ ' S t r o [. 
Ar I zona , Ca 1 1 for n i a and 'K' vad a . 
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Abour 50 oe::cz'r\t of controiieLS eliJibl';:- ict ':he ^'.-conn 
Cai:eei" Pi:ogr;ani have d-FcLuied ^rainin-^. Our anaJ.vsis in ti^roo 
i^'A.A regions tnat had one-haii of all controlieLs eligible for 
the Second C-^reer Program showed that only 7 percent of tno 
ccnttollers h-id completed training arid obtaip.ed enipIoyiTient m 
new career:s for which they trained. Prograrri costs to achieve 
this success were high. The iirrtited ase and success of the 
proyj; ara can be attributed to controllers' r.ealth and aqes,- 
tne availability of other Federal incorae security and train- 
ing prog.i'arns offering iong-ier:?. ben.efits co controllers; and 
inadequacies m r'AA program ?id;u i n i r a t i o . 

LIMIT£D_^SE 

From May 1972 to June 30; 1977, ^82 (26 percent) of 
2, 580 e^ igible controllers declined second-career traiiiinu 
and 594 controllers that had eritered training withdrew fro!?. 
It. In total, 1,276 of the 2,580 controllers eligible for 
second-career training, oi percent, did not fully use the 

program- (Details for each region ai e showr: in app. 11.) 

LIMITED Success and pfogp^xm cosi 

According to our analysis m rhe Southern, Eastern, 
and Wesv.ern Regions, ^^e estimat' d that 22 percent (56 of 
25 i ) of the second-career pat 1 1-^ ■ '>ants who had corripleted 
t^raming on June 30, i9"7, were ^ c-Ioyed in the career for 
which they trained. Two years eacliei , FAA had found, from 
a questionnaire sent, to --^25 program participants throughout 
the courstry, that, ct 246 r espo rodent s , only 20 percent were 
employed m a career for which thc-y r r a 



On the basis of aur analysis in the 3 regions, we 
estimated that only 7 percent (90 of 1,323) of controllers 
eligible for second-career training had used or would use 
the program to enter a new career. The remaining 93 percen'-. 
had declined or had withdrawn om training or w^:u-^ rot 
expected to find e;?.ployment urter training. 

Our analysis m the three FAA regions was not \7alid for 
esrimating the nationwide percentage of controllers expected 
to use the program to find new employment. But we believe 
tne result, reasonably represent the program's overall effec- 
tiveness because tne three regions had over one-half of tne 
controllers eligible for Second Career Program training. 



A 

1 



On the oC oi\i c^ots in tne Soutn-^in 

H-^qions, we, estiT^ated Mian S2I :^:.Iiicn ^o'l 
S26 :nilliGn in piogn'/ini ^-of^ts i. June 30. 19^7, 
cori t r o 1 1 e L s not able or not. expect-?':: ;fnr tno:: 
traminj; f mo eniployrrien t m the careeri^ io 

tr; dined. Expr es::^en anothe: ^^3y, an n'.'eraye c: 
w 'A.i 3 e n t f o ? v a c h a 1 1 C' i ^ j ^ n c. e :n p ]. o v e ci or ex 
n:" p 1 o •/ e d l ri 4 1 e e c- 'ioi w n i o n c:. h e v t l' a 1 n c- i . 



an'! !^ as t.e r" n 
:-nt. ; o I about 

w a s s o e I'l L o n 
; o 1 1 1 1 in 
which z-hcY 

3 3 70 ,00 0 { 1 •') 



allv oloo^: 



:ealLh OL aye can :i!eatly liiUj. t: ana, 1 Ovietne* , 



no 1 in aai ' a ao 1 l i te 



a ; : e w 



a a I a e r 



a^n:'V 



9 3 0 e 1: c e ri t- of controllers e 1 i a 1 b 1 e tc-i 



saaond-c a L ear t: rain my ware i amoved ti oro. dat' 
n -~ a 1 a ; ^ S o a ra: e n t. of t n o a e re* 'u a a * - d are o ■/ r-' 



a r n o o ; 



-laay con ti o 1 i.er s rail 
'J: am o^ to oh La in eniplayiua 
their "^althc In out :^a:r;o 



to aae^ t: ne Second hai'eer J-io- 
ir- ar'Cond aaieei"' beaaase 01: 
2 a h^ ^ oa t h r n ad Eastern 



-T 4 pe r a e n L i t a a a : 1 1 r j 1 e i 3 w a ; w 1 1 a a r" e w t: r o a; 

*_ : a J n 1 r 1 t e d a a 1 L :i a a : a a a a ; a n c> t. ^1 e r 7 ae r a e n r. died 

ii'i traini.ny. Ahoa" one-rhird of the controllers who 

aaa completed trainin; and '.v-^! e aneiaoloved at the 1 } :ne we 



a 



a - :n a a 1 



w a a t Ti e r" e a a a 



'l0Vf:^--at , 



no r^^ ^. 

a e n ^ a r 1 : 
a ; I c 3 1 a , 
■ [' r a !• n:^ a a 



31 i ahov/ea that :;vai 5 0 percent cL the con- 
ay aeaoad-ca: ear Ir'aiaLnq had psychiatric/' 
1 ao r de 1 a . :in 1 fnoa la iiio n t vO i a n cr)a Id affect 



d C - 



iO b 



a o a i r ;a e n ' 



aor tf oli^? 



''Or cen t or 
to ta 1 



o 3 a t r 



.1 1 i 



o L ■:i I 

^ a^^ai in 



J t a ; 



i a 
^ 1 q 



.2,8 



U 



c'vjai 0 0 "-.a :a' thaa-- aantt olLera \n o.jr aaaao! e 

i ;i d with:Orawn ' h a:Ti Lr ainina 'ind wo' e reca'M ving r'ederal 
a' d:aahi!:ra co;ape n aa 1 10 n :'S'.aa app. III; wei e deter- 
b y O W a P t a a 3 v e a o r h a i; ■ i. 1 1 1. a 1 1 v e oa t - a t \ a 1 - 
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i.-'Rep! aa^a^ta total prayta-:; coats :.n the SO'.itli-a"n anrl baatern 
f^'-jiona fo: aalari-a and tram my, about 0 2 6 inrLlion, divided 
:>/ 70, waicii re- -rSf/nta .,ae yr .)jacted emp] oymeri l in second 
careers for conti filers whica nad completed or W'?re :.- 1 1 1 1 m 
' i 1 a m T m ^ ^a-' tw. • '-•a i )aa. 'a.... 1:^:1. [ . ^ 



< j 1. :i j L'} [-'AA jt-.. a t I ■> t. 1. r --3 , ab^)Lit 7') percent. oL Ll':e 
co:i *:..t 0 1 le: s 1 i '..] i : ) 1 e l.)r second-career training were aged 
40 ■older a:, t ri ".' i-. .i;no the'/ were r omoved from air traffic 
conL. ■ dir./; .t':^Oiit 33 ut^'r cerK.. were over age 50. Most of 



f o a s 



1 1. r o io;i;o [ r (.i a t v for. medical 



Many can t r o ] j.-jm .5 , oecaac.(.' (.•)(." their: ages and length of 
servi.ce, w-^re eligiol. ^ for' early or optional .--t;. 
(See app. [11 f'oi. a descr iption ^'f. these o ir 
sample of" secopid-car ee parti ^.,:at.^ in 
Eastern Regions, 2'^ oercenr, w'--Le eligi: 

optiona' r' e 1 1 eirien c at r.:i-.* t laii':^ the i s 
heca.ne ^"^ligiole al'ter entering training, , FAA 

reported that 21 percei^iL of tnu controllers eligible for 
seccH^...! - v.* a r ee r trainm.a r -ih Kj^ c]^ 31, 1977 , were eligible 

lot i ' L c '■ ) I op 1 on.:": 1 i i ; - '.[u- n t . 

In Janaary IC'/V •■.n*^ rj-.y;ai L;iie[ii:. of Transportation pro- 
posed [ L-g I 1 a t I ' ' n t..) •;>:•: L i.r_i •;• fr o:n second-career training 
con t r • ! 1 e r s eligiolf:^ for en ly ot optional retirement. The 
Depar :.;i.r n t favored tiiia ex^.lasion because (1) these con- 
trollers had vestei r»-'Lirempnt benefits which would continue 
for lire, [2} second -c a: ow- ^ t.raining benefits were not avail 
able t.o .t::v: y-'edr,:.-.! eay; y--:- s eligible for optional retire 
inent, ";in;J ( j cor; t ^ o 1 l'>r s already enjoyed a special benefit- 
early r 'i't i.r -.;:;ie::t-- that vas not generally available to other 
Fed^'M Jl ^?:iip Loyee.-. . However, a bill had not been introduced 
at t " L.iv"^ • n OS : ■ ^.^w . 

AVALnA:.^ i L ITY jV ')T:F'dv - - -^^^ !l [1!^ 

AiiiV^st, ill tr ' ) ; ! s re^iioved f i oin duty were eligible 

fo: : n'.^'^>:n^~' secsritv jnd training benefits under other Fed- 
'>! i pf r a::is j-n^Mally available to Federal employees. 
Mjny ':on t r ^) 1 1 r had ch^osen these programs over second- 
car e-.^ tramm ^.^tsiers wit:idrew from training to accept 
th<'se r.enefits, still '.■)thers had applied for or were receiv- 
ing these benefits after" completing their second-career 
trcjinip.g. Th^-^^: pfograT..: include, in addition to early or 
o p 1 1 o n :x 1 r ■ I r riie n , d i :i 1 1 1 1 y retirement and workers' 
■ 1 I sab 1 1 1 1 y com pens ^ t i on . These programs provide long-term 
income security benefits, such as compensation and an- 
nuities; training for worr;-rs ;iisabled by their job, and 
m soin^' cas^;-ss, special t:i>: advantages* (A brief descrip- 
tion of f:i-;--:f/ pr o^:jr ams is .included in app . III.) Some 
-.;on tr o 1 1 -r s , bec:^,^use of rheir ages, length of service, and 
t h e- n a t r e o f t h. o i : d i s a b i 1 1 1 y , had the option to apply f o r- 
ben^/f:'s srid^M any on^;' of th>'' four programs. 



1 



Controllers that weie eligible but declined second- 
career training (see p. 4) usually left FAA on disability 
retirement. Later, some of these controllers qualified 
for and received workers' disability compensation. Also 
our analysis showed that, of 61 controllers in the Southern 
Region, 8 controllers, or about 13 percent, had withdrawn 
from training to take advantage of announced increases in 
Federal retirement benefits (cost-of-living increases) or 
because their claims for workers' disability compensation 
had been approved. Examples follow. 

--A controller star ted second-career ^. 
general manager position in an ir 
November 1974. Several months eat. 
a claim for workers' disability compen^a _ . 
August 21, 1975, the controller's claim for workers' 
disability compensation was approved. The next day 
he withdrew from second-career training and was 
separated from FAA a few weeks later. The controller 
told FAA he was withdrawing for health reasons. 

--Another controller, i emoved from duty in June 1973 
started training for a methods and standards analyst 
position in a bank the same month. The controller 
had appl ied for wor ker s ' disability compensa t ion 
the previous month. In September 1974 his workers' 
disability compensation claim was approved. Two 
days later the controller advised FAA that he was 
withdrawinq from training for health reasons. 

Our analysis also showed that, of the 101 controllers 
in the Southern and F-:aGt':^rn Regions who had completed or 
withdrawn from second-car r tr-='.ining, 82 were also receiv- 
ing income bene f i ts from o trier Feder al pr ogr ams , as had 
5 others before Iheit doa'-h, as follows: 



Nu mber of c ontrollers 

Southei n Eas ter n 

£eg^i.on region Total 

Federal sources of 



post-training income : 
Disability retirement 



annu i ty 


39 


18 


57 


Disability compensation 


17 


11 


28 


Optional retirement 








annu i ty 


0 


2 


2 


Total 


56 


31 


87 


No record of Federal income 








benefits 


5 


9 


14 


Total 


61 


40 


101 



PROGRAM ADMINISTRATION DEFICIEN. 



FAA had not adequately adminisceL^^ the Second Career 
Program to assure its proper use and maximize program suc- 
cess because controller s were not proper ly counseled and no 
appr ec iable ef f or t was made to find employment for control- 
lers within FAA or other Federal agencies. 



Couns el ing 

State-operated worker rehabilitation programs use 
academically trained and experienced counselors to assist 
program participants. State programs also accept for 
rehabilitation only individuals capable and willing to under- 
go training, monitor the quality of training provided by 
training institutions, monitor participant's progress in 
training, and provide placement and pos tplacement counseling 
services. In contrast, FAA did not use academically trained 
or experienced counselors, and its counseling efforts and 
services were generally inferior. 

State rehabilitation agencies require counselor s to 
have extensive education and work experience. Employment 
qualification required by agencies in three States follow. 
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state 
New Jersey 

New York 



Georg ia 



Co uns elor qu al i ficati ons 

30 under gr ad uate or graduate credits 
in vocational rehabilitation or a re- 
lated field and 1 year's experience in 
vocational rehabilitation 

Master's degree in vocational rehabili- 
tation, or 1 year of gr ad uate credits 
and 2 years' work experience in voca- 
tional rehabilitation 

Master's degree in vocational rehabili- 
tation or related field 



additionally, in some States such as Georgia, entry-level 
counselors work under closr- - ion and must hp^- -^^^rs 

exp^^" '^ncetoreacht^ ^nallevel 
ion is pro V' 

conversely, FAA counselOLS were required to have only a 
high school education and 3 years' general work experience. 
The educational backgrounds of the Second Career Program 
counselors in the Southern, Eastern, and Western Regions 
follow. 



Number of 
counselor s 



Souther n 



Easter n 



Education beyond 
high school 



Area of emphasis 



3 years' college Business administra- 
tion; journalism 
2 years' business Executive 



school 

Master s degr ee 
None 



Seer e tar ial 
Education 



Wester n 



Assoc iate o f 

science degr ee 



Electronics 



The five counselors had no previous work experience in 
vocational or rehabilitation counseling and little formal 
training* Most had attended a 2-week counseling course FAA 
d eve loped for them. They worked under the general supervision 
of the training branch chiefs Also State rehabilitation 
agencies closely monitored the quality of training provided by 
the training institutions and the participants' pr ogress in 
the training by visits to the training sites at least once 
each 4 weeks. The Second Career Program requires participants 
to furnish r epor ts of their progress^ but counselors in the 
three FAA regions did not consistently enforce the requirement 
and rarely made visits to the training sites. 
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The St.-\Le ajencies also holpec clients find employment 
and provided pos tplace.nen t counseling until they became 
adjusted to t.. new job. Second .:areer Program counselors, 
however, did t provide any placement or postplacemen t 
counsel ing services. 



Because of: aje ano pc^or 
controllers removed from d- 



health conditions of many 
.y, pretraiMng assessment of 
their medical fitness for training and a rehabilitation and/ 
or training program tailored to their individual needs would 
seem to be a prerequisite;^ to a successful training program. 
Fkkf however , (iid not provide these services to controllers. 



Be for 
br ie f s them 
allows them up to 60 
to r e s a r c h t r" a i n i n 

P ' i 1 t h e y e n t e r' 

Ler s : e also ^ ive n 



• ;'jritr o i ler s enter second-career ..raining , FAA 
on the availability of other Feder al programs 



test results 
d i t i o n , c o u n s 
and to L-O or o 
into t r a in m.j 



t o 

e 1: 



assist 
: s a r" l 



and 

removal from duty 
develop a trainip'- 
m- The 
.. ovided with ^ue 
them in maK.^g a decision. In ad- 
available to consult with controllers 
istiative support in getting them 



days from the 
.'Opor tun 1 1 le 
Secon(l '' 
■' ■ ; i; a t i o n d i. 



advise contr 
ent':'r the -e 
choose a car 



,,-t r 



- e-- AA r eg ions , however , did not 
o wfM t.lier they should or should not 

[■■i-r arr, nor generally help them 
>: \.[ airiing institution, 



cj o u I_ h a ■/ 
s u c c e s L 



h jiP|>roved pretraining counseling 
'trer use of the program and greater 
'ilet. 3 into second careers follow, 



- - A 



0 n t r o i. 1. 



- or 



i: e i iry FAA' 3 regional flight 
*. I catatonic schizophrenic," was 

r te r be i ng hospi t al ized for acute 
,: i d a 1 t endenc ies , He entered and 
^ni the Second Career Program because 

S ion and suicidal impulses , 



•A .'d controller removed from duty for pro- 

r o .r .L • 'i' r ;;eanp.a to id arthritis entered the Second 
Ca 1 ) r-'M') J r am to obtain an assoc ia t e appl led science 
d^^'jree in or char <i management and horticulture. This 
' :^ -n t, : ( ) I r told us he could have obtained a job in 
h r:;: : I field on completing tr a in ing but his 
..;i ; t h r 1 1 i prevented him from doing the heavy lifting 
and hard w-'^rk associated with the job, FAA's regional 
rii. 7ht :;iirqf.^on said that the controller's second- 
■ rareer trainmq ol)]ective was not compatible with his 
in^^Mi ica I cond 1 1 ion and that, because o f the pr ogr essi ve 




nature of the disease, he would eventually become 
crippled and, therefore, should have pursued training 
for a sedentary- type job. 

— A 37-year-old controller completed Second Career 
Program training for a blacksmith job. Unemployed, 
he later applied for and received workers^ disability 
compensation benefits. In awarding disability com- 
pensation to this controller, OWCP determined there 
were limited job opportunities for a blacksmith in the 
individual's area of residence, 

— One controller initially chose prelaw study at an 
academic institution for his secono-car eer training • 
After 5 months' study, FAA approved hAs transfer to 
on-the-job training to become a locksmith. Six months 
later, FAA approved his transfer to a technical school 
with the objective of becoming a scuba diver instructor. 

Re a s s i g n m e nt s / r eemployme nt 

FAA's current policy excludes controllers eligible for the 
Second Career Program from being considered for r eassignments 
to other duties within FAA. However, before the program was 
established, it was FAA's policy to consider reassigning con- 
trollers to other duties within FAA, such as Flight Service 
Station (FSS) specialist. FSS specialist positions offer the 
best potential for the reassignment of controllers because 
of the large number of vacancies occurring each year and the 
transferability of the controller's knowledge (see p. 1) 
to the duties of that position. 

FSS specialists have the same CSC job classification 
as air traffic controllers, but their duties are not similar, 
FSS specialists provide flight assistance services primarily 
to general aviation pilots, including preflight and inflight 
weather information and flight plans. Unlike controllers, 
FSS specialists do not work in airport towers or air route 
traffic control centers controlling and separating air 
traffic. 

The potential for filling FSS specialist vacancies 
with ex-controllers is shown by the employment of specialists 
in the Southern Region. Between July 1, 1975 , anc" June 30, 
1977 , 174 FSS specialist positions were filled with 114 new 
employees and 60 controller trainees who had failed controller 
training. These positions represented about 45 percent of the 
387 controllers entering second car eer -training in the same 
per iod . 
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Since March 1974 FSS specialists have been required 
to pass an annual medical examination. But this does not 
pre^'ent the reassignment of controllers to these positions. 
FAA regional flight surgeons have authority to waiv^ the 
medicd*'. requirements for FSS Positions; in the Southern 
Region about one-third of the specialists had been granted 
medical waivers. 



FAA officials told us that controllers were not re- 
assigned to other positions in the agency because the 
practice lowered .Tiorale among career employees whose future 
promotions might be affected, and many controllers were un- 
willing to accept reassignments at reduced earnings and loss 
of disability retirement benefit^:. 

In our repoLt on "Civil Service Disability Retirement: 
Needed Improvements" (Nov. 19, 1976, FPCD-76-61), we 
reported that under CSr ^ --hi ^ ^ ^ npnf. Federal em- 

were not ob^ . ^ ,aents and had 

;Mjru.ficant d i o .i ^ i ves tui. iiot doing so, such as 
losing their basis for disability retirement and the life 
time annuities, tax advantages, and income earnings oppor- 
tunities available in the private sector provided for under 
the disability retirement provisions. Because many Federal 
employe^es retiring on disability were able co do other 
Govern.Tient work, we recommended that the Congress reevaluate 
the civil service disability retirement provisions and enact 
legislation that would encourage, instead of discourage, 
retention of potentially productive employees. We recom- 
mended also that any new legislation enacted should (1) require 
Federal ogencies, except for compelling reasons, to reassign 
employ^_-e:o to vacant positions within the same occupational 
cld-ss when the applicant is able to do th£:i job and (2) pro- 
vide appr .';[..r J a te incentives, such as saved pay, for employees 
r eas.s L'j:v.-d to lower graded positions. 

Und.-; t.hp pay savings provisions of 5 U.S.C. 5337 , 
i ^-Maployees involuntarily reassigned to lower paying 
jobs cm letain their current salaLV' for 2 years. After 
the 2-y-ar period, FAA has the authority to give controllers 
the hirjfir'st possible salary for their new job which results 

•''^^•'t :;alary loss. Also, if the employee's disability 
y-''^ r.;!,i{ Hi, Federal workers' disability compensation would 
be aval lab Lo to p.ake up for most, but not all, of any loss in 
e a r. n 1 n g ?: , 

S'-^v/eial controllers who had completed the Second Career 
Program \ ii the Southern and Eastern regions said that they 
had specifically requested r eass ignments to other jobs in FAA. 
Other controllers told us that they would have been interested 
in r eass ignnnent , some v/ith reservations, if given the op- 
po r t u n i t y . 
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In aldiLiKi to FAA's policy against using r eass ignmen ts , 
FAA did not use the Second Career Program to train and place 
controllers m other Federal jobs, although reemployment in 
Federal service was anticipated by FAA when the Second Career 
ProgiaiTi was author ized. Out review in the 3 FAA regions 
showed that of 958 controllers entering the program, only 6 
had taken '..raining specifically for another Federal job and 
only 1 of he 6 was actually reemployed in Federal service. 
In testifying before the House Committee on Post Office and 
Civil Ser /ice in June 197.1 on the need for the Second Career 
Program, the Department of Transportation estimated *'.at about 
60 percent of those controllers to be trained under uhe pro- 
gram would be reemployed in other Federal agencies. 

A ] ■ ■ : ' 7 h ma n \' co n t r M - > r s we ' ^ ^' - i ^ r ^ 

-;,L>ieseoontrol- 
ii'om a special Government-wide 
ui«jg/u.M for the nandicapped administered by CSC, which has 
as one of its objectives the retention of disabled Federal 
employees in other Federal jcbs. 

CONCLUS IONS 

FAA could improve its administration of the program, but 
such improvements are unlikely to noticeably increase the 
program's success. In our opinion, the health and ages of 
controllers and their preferences for the long-term income 
security and training benefits available from other Federal 
programs provide formidable obstacles to increasing the pro- 
gram's effectiveness. Trie program should be discontinued. 

If the Second Career Program were discontinued, 98 per- 
cent of the ccm t r o I ler S-- those removed for medical reasons — 
could have their needs met by the income security and training 
benefits available from other Federal programs. The remain- 
ing 2 percent — those removed for a loss of technical profi- 
c iency""WOu Id be ideally suited for reemployment within the 
Federal Government, including r eass ig nmen t s to other duties 
within FAA, such as FSS specialists, (See p, 11.) FAA could 
and should assist ail controllers to choose a course of action 
that is best suited to the needs of the controller, FAA, and 
the Federal Government, 



We t ecommend that the Congress discontinue the Second 
Career Training Program for air traffic controllers by repeal- 
ing section 3 38 1 of title 5, United States Code. 



13 



RECOMMENDATIONS TO THE SECRETARY 
OF TRANSPORTATION 

We recommend that, concurrent with the discontinuance 
of the Second Career Program, the Secretary of Transportation 
direct the FAA Administrator to 

--adopt and implement a policy to reassign, to the 
fullest extent possible, controllers '--^^t^v ' 
traffic control dutv ^M,r.r ri-' 

^ ^ courst: oi action 
uxLu.i Lu che needs of the controller, FAA, and the 
Federal Government, considering their potential for 
reassignment within FAA or reemployment in another 
Federal agency and eligibility for benefits from other 
Fede ral programs . 

AGENCY COMMENTS 

In commenting on our proposed report, the Department 
of Transportation basically agreed with our criticisms of 
administration of tne Second Career Program and the finding 
that few controllers have used the program to enter second 
careers related to training they received. The Department 
said it found the Second Career Program to be a particularly 
difficult one to administer, and its experience with the 
program generally agrees with the findings of our report. 
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APPENDIX 1 



APPENDIX I 



We r ancioml y sel ected 
661 who had ei,^ e S: 



a 



r n 




test 
:ld 

a ity , 



EMPLOYMENT IN SECOND-CAREER F.iELD 



The sample o controllers enterincj training yielded a 
subsample of 40 controllers who had completed training. To 
include results from a region that had a h igher -than-aver age 
completion rate among controllers entering training and , po- 
tentially, a higher rate of employment in their second-career 
field, we then randomly selected 27 controllers who had com- 
pleted training in the Western Region at June 30, 1977, from 
a universe of 90, 

The sample results, which were obtained by interviewing 
those selected, were projected to the universe of those com- 
pleting trdining in the three regions by June 30, 1977 r l_/ 
or expected to complete training in the future for those 
still in training. The results of the sampling and the pro- 
jection of controllers completing training follow. 



1/We chose to project the results to a more current universe 
than the one from which the sample was drawn because, in 
our judgment, factors which influence employment of con- 
trollers in their career field and their ..etirement 
eligibility upon entering training remained relatively 
constant from January 1 to June 30, 1977. 
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APPENDIX I 



1 1 ' note_ 

A . N ijiriix- 1 of ^:c. ; n t T < ) 1 .1 e I 

B. NluiUm?! of CO! lolleif' . 
completiruj tr jjnin^ 

C. Numtx^[ of Lontiollei3 in 
(above) in train inq-relatfvi 
employment 

D. Percent of controllers com- 
pletinq training who are in 
tt aminq-L elated eniployinc^nt 
(C divided by B) 

E. Number of control let 3 who 
completed training 

F . Pro ] ec ted t r a i n i ng - r e 1 a t ed 
employment for control lei f. 
who nave ( completed tiaininq 
(D tiTO:-, H) 

G. Niimber of contt ol ler 
enter mq pr oc]r am 

ri. Numbei of controllers in 
train inq 

I. NombcL of controller:: wrio 
completed or withdrew from 
ti'aininq (G minus H) 

J. Percent of controllei s wno 
completed training 
(?. d 1 V ided by I ) 

K. Projected number of con- 
trollers in training whc:) 
can be expected to complete 
training (J times H) 

L. Projected nLimlx?r of con- 
troller's in training who 
can be expected to co^■I[:)let^' 
training and obtain ttam- 
ing-relateci emolo'/ment 
(0 tirTt\s K) 

M. Piojected numi:)ei of con- 

tr-oUers who have completrHj, 
01 ar e expf^cted to coinolete, 
training and obtain 
training-r elated ♦.^-npl f //iiv.^nt 
(? plus L) 



Southern 



340 



31.1 



1 3 



40 



_He2_ion__ 



20 



30.0 



In 

106 
\22 
4S.0 

47 



14 



iO 



?1 



14.8 

90 

1 3 

81 
147 

50.7 

49 



20 



1\3taj 
'242 

67 



22.3 

2S1 

S6 

349 
f.09 
41.2 

14b 



34 



90 



a/ Items A through D are based on infor mat ion found in our :Mm:')le '')f cas'\s within 
the three regions. Items K through M are a projection of thr^ universe of con- 
troller.-: m each of the three regions that c^ln be exrx'Cted to complet-^ trainjng 
and obtain tr a i nmg-r e late^l emolo\/ment . 
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APPENbiK I 



We estimate tha^, if controllers ? n training at June 
30, 1977, follow the same pattern in completing training and 
in finding employment as those in our sample, 90 from the 
universe of 958 who had entered the Second Career Program in 
the three regions will be employed in theiL second-career 
field . 

RETIP.CMriNT ELIGIBLKS 



The sample results and their projection to the universe 
of those entering training in the Southern or Eastern Region 
by June 30, 1977, 1/ follow. 



Number: of controllers in sample 152 
Number of controllers in sample e^^igible 

for early or optional retirement 38 

Peicentage, weighted by region 22 

Number of controllers entering training 730 
Projected number of controllers eligible 

for early or optional retirement 164 



1/ See footnote, p. 15. 
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CON'rROLi.ERS 


PARTICIPATING IM S: 


ECC^JD CAREER PROGRAM 






BY FAA REGION 


THHOJGH JUNE 30, 


1977 






Eligible 


Declined 






Withdrew 






for 


to enter 


Entered 


In 


from 


Completed 




program 


program 


prograjTi 


training program 


training 


Souther n 


768 


266 


502 


162 


234 


106 


Eastern 


242 


14 


228 


106 


67 


55 


Western 


31 ] 


85 


228 


81 


57 


90 


Alaskan 


15 


9 


6 


2 


3 


1 


Pacific 


24 


6 


18 


4 


5 


9 


New England 


74 


1 


73 


33 


17 


23 


Nor thwest 


93 


8 


85 


48 


10 


27 


Central 


154 


28 


126 


55 


27 


44 


Etocky 














Mountain 


163 


16 


147 


71 


22 


54 


Great Lak 


320 


163 


157 


56 


59 


42 


Southwer.Lern 


414 


86 


328 


132 


S3 


103 


Total 


2,580 


682 


1,898 


750 


594 


554 



ERIC 
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f-^l'WOTX TIT 



service at. age b') , y.O 
service at, a'^je G2 i ■ : f 
The annuity is ^>ased . 
and the highest av'-^r a.. 
year s . 

EARLY RK T I Rl-ri.-- \' Y 



:: -../..•''A \ no Secoad Career 
] ^ ' ^ X :r ly^ ' C:3C r r» t i';ement 
i : 1 a I) 1 e to o t \\ e r Federal 



Controllers eligihjo ' ^.ri.y reLireiiient had to com- 

plete 20 years of an ir,.ir:-u: Ov^n^r.;! service and attain 
age 50 or complete 25 yoai s 'jii craffic control service 
r egardless oT age. AnnjiLies under ear: ly retirement ar e 
jomputed the same as for (;ptional retirements, but con- 
t : o i I e r s are assure o [ u v.. . a s t 5 0 per c e n toft h. e i r 
a/erage pay. 

!!S!2§?^L_W0RKERS;__D[SA13IU j::)MPEN^AT_LON 

F'^ederal employees disai::ied as 3 result of .^ecer al 
employment are eligible for workers' disability compensation 
from the Department of Lar^or 's Office of Workers' Compen- 
sation Programs. Recipients without dependents are com- 
pensated at the rate of 66-2/'i percent of their former 
salary including any premium pay, such as night, holiday, 
and Sunday differentials. The rate of compensation is 
incr eased to 7 5 per cen . for those with dependents . Th is 
compensation i s exempt from Feder a 1 income taxes and , 
depending on a person's tax bracket, it may equal or exceed 
the recipient's former after -t:ix income. OWCP also provides 
for rehabilitative treatment to recipi?nts having potential 
for reentering employment and provides up to 48 months of 
training for work that the pr>{ so[i is capable of performing. 
When reemployed, compensation is reduced by the amount 
earned. 



2 

19 



• '-'at 



: j':. year s * 

b-, ; : : year s * 
eme:\ a:^nu i ty . 
r : f s e r v ice 

o: •^ -cut i ve 



Pub I ic f.aw ':'2-2 y; w:. ; 
Program, also 'uasp cu..;;. 
benefits earlier nhan .]-ri^ : 
emo 1 oy ee s , 
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DISABILITY RETIREMENT 



Federal employees with at least 5 yeais' service are 
eligible for CSC disability retirement annuities when 
their disability prevents them from performing their 
duties. The cause of the disability does not have to be 
job related- The minimum annuity is equal to 40 percent 
of the employee's highest average salary for any 3 con- 
secutive years- Annuities are higher than 40 percent 
when the employee's length of service exceeds 22 years- 

To supplement this income^ annuitants are allowed to 
obtain employment outside the Federal Government. The 
annuity continues so long as the annuitant is unable 
to perform the duties held at the time of disability 
or earnings do not exceed 80 percent of the annuitant's 
former Federal salary during 2 consecutive years. Unlike 
Federal workers' disability compensation, disability re- 
tir-r-Tiept does not provide rehabilitative treatment or 
vocational training- 
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ERIC 




OFTlCf OK I HE SLCRLTARt TRANSPORTATION 

WASHING 'ON ur ros^o 



* : ''Li" : ;M'(K;r-,v; , and [ ?. ) 
'■■•d''.' ;Jiri-:t. t h'j AJni n i s t r'H f or 
: ■ r du * ! ^-s v; 1 tn i n FAA c r* 



:. 0 : : , r . 
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PRINCIPAL OFFICIALS RESPONSIBLE FOR 

ADf4INISTERING ACTIVITIES DISCUSSED IN THIS R EPORT 

Tenure of Office 
From To 

DEPARIMENT OF TRANSPORTATION 



SECRETARY OF TRANSPORTATia^ : 



Brcx:k Adams 


Jan. 


1977 


Present 


William T. Coleman, Jr , 


Mar. 


1975 


Jan. 1977 


John T. Barnum (acting) 


Feb. 


1975 


Mar. 1975 


Claude S. Brinegar 


Feb. 


1973 


Feb. 1975 


John S. Volpe 


Jan. 


1969 


Feb. 1973 


FEDERAL AVIATION 


ADMINISTRATION 






4INISTRAT0R: 








Langhorne M. Bond 


May 


1977 


Present 


Quentin S, Taylor (actir.i) 


Mar . 


1977 


May 1977 


John L. McLucas 


Nov. 


1975 


Mar . 1977 


James E« Dow (acting) 


• Apr . 


1975 


Nov. 1975 


Alexander P. Butter field 


Mar, 


1973 


Mar. 1975 


John H, Shaffer 


Mar. 


1969 


Mar . 1973 



(341006) 
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i'ree of cha."':?e. PwU|li»?:Us ''^'xr^ont l)v Ml'TViIxts 
of Congress; for :Kj(i itton:ii cjudiiiilies shoLiki 
1)0 accofn[:ian!ecl 1 )\ (v-iyn ic;U o f S 1 .00 [)er 



Rl* CAUL'S IS t O! Si r)q i'^ >; ;i"S '.v: ih uu I 'v:tv,ir(i(.v) 
shoLjki b'.' sent to. 

Li.S. Gener.-^! ALCOL^fUinc; Office' 
Distribii tiofn Secliofi, Rc^oni 151H 
44 1 G Street. NVV. 
VVashinqton, DC 20548 

Rec'i'jests for n)uiti()ie cof.)ies slioulo' \)r sent 
witli ciieck:^ or nuMiey ortlers tC); 

U.S. Generai Accountiru] Officf^ 
Distriluj tiof: S^'Ctlon 
P.O. Box 1020 
Wasfiinqtof), DC :^0013 

Checks or money orcier s sfion ici lie niarje 
payat)le to Ih^} U.S. General AccoufUinn Of 
fice. f^JOTE : Stafnps or Snperintencien t of 
DocLirnefits couf^ons will not accefUoH. 

PLEASE DO NOT SEMD CASH 



To -/vfjorl: le* H Mi fUj yr;; ir nrr'^: r, nsi.- tfif; 'e 
p'nt MUi'ilie" af"''j (j in the Aver 



GAG re[)orn: - ; r ^^l:]'; i-i] nees'^ 

f>i4"ie, I ' sij^:h (loi)' v r. ry:"os. 



